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SUMMARY 

The  paper  analyzes  alternative  proposals  for  the  organization  of 
functions  presently  organized  as  the  Boston  Redevelopment  Authority, 
concentrating  on  the  development  of  a  broad  policy  framework  within  which 
to  evaluate  alternatives. 

A  background  section  briefly  reviews  the  history  of  the  BRA,  the 
changing  governmental  context  regarding  development  activities,  and  four 
recent  reorganization  proposals. 

Two  alternatives  of  1)  no  change  and  2)  transfer  of  BRA  functions  to 
the  City  and  dissolution  of  the  BRA  are  considered.  These  are  discussed 
in  terms  of  four  broad  criteria: 

1.  Consistency  with  roles  and  policies  of  the  federal  government, 
the  Commonwealth,  and  the  City  of  Boston. 

2.  Cost  and  efficiency. 

3.  Simplicity,  responsiveness,  and  accessibility. 

4.  Consistency  with  the  nature  of  the  community  development  process. 

Analysis  indicates  that  the  transfer  alternative  is  preferable  in 
terms  of  all. criteria,  .and  accordingly  this  alternative  is  recommended. 

A  specific  reorganization  plan  to  implement  the  transfer  is  suggested, 
solely  for  the  purposes  of  motivating  discussion  among  the  Mayor,  City 
Council,  and  senior  staff  of  affected  agencies.  This  plan,  graphically 
depicted  on  p.  19,  generally  provides  for  the  establishment  of  a  new 
comprehensive  planning  function  in  the  Office  of  the  Mayor,  a  Department 
of  Housing  Services,  and  a  Department  of  Development.   These  new  agencies 
replace  the  following  agencies,  which  are  dissolved:   Boston  Redevelopment 
Authority,  Boston  Housing  Authority,  Housing  Inspection  Department,  Building 
Department,  Office  of  Community  Development,  and  Office  of  Planning  and 
Neighborhood  Services. 

Investigation  of  implementation  questions  reveals  that  there  are  no 
major  technical  problems  with  the  BRA  reorganization.  The  legal  route  to 
be  taken  is  the  passage  of  a  home  rule  petition.   The  principal  question 
is  that  of  political  support,  and  the  impact  of  reorganization  on 
interested  parties  is  discussed.  There  appear  to  be  many  "winners"  and 
few  "losers". 

Attachments  review  1)  the  historical  justification  of  authorities 
and  2)  further  reorganization  possibilities.   Historical  reasons  for 
special  authorities  are  no  longer  powerful  when  applied  to  the  present  BRA 
structure,  and  some  actually  turn  out  to  favor  the  transfer  alternative. 
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FOREWORD 

This  paper  was  prepared  in  partial  fulfillment  of  the  requirements 
for  a  Master's  Degree  in  Public  Policy  at  the  John  Fitzgerald  Kennedy 
School  of  Government  at  Harvard  University,  under  the  good-natured  super- 
vision of  Professor  Richard  Neustadt  and  Instructor  Valerie  Nelson. 

The  paper  was  prepared  for  Boston  City  Councilman  Lawrence  DiCara, 
who  provided  Important  background  information  and  kindly  made  the  full 
resources  of  his  office  available  for  the  project. 

Although  all  City  and  BRA  personnel  the  author  contacted  were 
extremely  courteous  and  helpful,  Councilman  DiCara' s  aide  James  Dolan  and 
BRA  librarian  Ann  Wolpert  deserve  special  thanks  for  going  out  of  their 
way  to  help  in  securing  necessary  research  materials. 

Finally,  I  want  to  thank  Peter  Hames,  Assistant  City  Administrator 
of  Saint  Paul,  Minnesota,  and  former  colleague,  for  the  clarity  of  thought 
he  attempted  to  impart  to  me  on  this  question  as  on  so  many  others. 
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PURPOSE  AND  METHOD 

Purpose 

The  purpose  of  this  paper  is  to  analyze  alternative  proposals  for  the 
organization  of  functions  presently  organized  as  the  Boston  Redevelopment 
■Authority.  The  paper  concentrates  on  the  development  of  a  broad  policy 
framework  within  which  to  evaluate  alternative  organization  proposals.  The 
analysis  is  motivated  by  the  recent  major  changes  in  community  development 
policies  and  roles  at  all  levels  of  government. 

This  paper  is  concerned  with  the  implication  of  these  governmental 
changes. for  the  future  of  development  activities  in  Boston — there  is  a 
conscious  attempt  not  to  turn  back,  and  perhaps  bias  the  issue  by  evaluat- 
ing the  past  performance  of  those  activities.   It  is  a  basic  contention  of 
the  paper  that  we  have  entered  a  new  era  of  community  development  effort 
and  philosophy  which  makes  a  look  at  the  past  of  little  use  or  relevance, 
except  merely  as  a  gauge  of  the  enormous  changes  which  have  occurred. 

Method 

Two  basic  policy  alternatives  of  1)  no  change  and  2)  transfer  of 
BRA  functions  to  the  City  and  dissolution  of  the  BRA  are  discussed  in 
terms  of  four  broad  criteria: 

1.  Consistency  with  roles  and  policies  of  the  federal  government, 
the  Commonwealth,  and  the  City  of  Boston. 

2.  Cost  and  efficiency. 

3.  Simplicity,  responsiveness,  and  accessibility. 

4.  Consistency  with  the  nature  of  the  community  development  process. 
This  analysis  indicates  that  the  transfer  alternative  is  clearly 

preferable,  leading  to  the  recommendation  of  a  general  reorganization 
proposal  which  would  accomplish  the  transfer. 


BACKGROUND 

Importance  of  historical  context 

The  structure  of  an  organization  is  related,  at  least  in  part,  to 
the  historical  context  in  which  it  was  created.  This  is  well  illustrated 
by  public  authorities,  whose  growth,  beginning  in  the  1930' s,  paralleled 
the  expansion  in  type  and  scope  of  public  services  at  all  levels.  For 
this  reason,  it  is  useful  to  dwell  at  some  length  on  the  background  of 
authorities  generally,  and  the  Boston  Redevelopment  Authority  specifically, 
to  see  how  much  the  historical  context  in  which  they  arose  has  changed. 
A  measure  of  such  contextual . change  may  help  to  gauge  the  desirability 
and  necessity  of  reorganization.  To  insure  a  continuing  focus  on  the  BRA, 
discussion  of  authorities  generally  is  deferred  to  the  end  of  the  paper, 
and  included  as  Attachment  I  (please  see  p.  22  ) • 

BRA  beginnings 

The  history  of  the  BRA  dates  back  to  1957,  when  Boston  was  finally 

authorized  to  establish  a  redevelopment  authority.   The  BRA  was  organized 
in  September  of  1957,  and  received  its  certification  of  organization 
from  the  Commonwealth  on  October  4,  1957.   It  is  structured  as  a  five 

member  board,  with  members  being  appointed  for  staggered  five  year  terms. 

Four  of  the  members  are  appointed  by  the  Mayor  with  the  consent  of  the 

City  Council;  the  fifth  is  appointed  by  the  Governor.   In  addition  to  the 

substantial  powers  granted  to  most  redevelopment  authorities,  the  BRA 

acquired  the  powers  of  Boston's  Planning  Board  in  1960. 


General  legislation  authorizing  the  creation  of  redevelopment 
authorities,  adopted  by  the  Commonwealth  in  1952,  explicitly  excluded 
Boston. 


The  BRA.  "came  to  life"  under  the  aggressive  and  entrepreneurial 
leadership  of  Edward  Logue,  beginning  in  1961.  The  often  controversial 
Logue,  responding  in  part  to  the  prevalent  philosophy  of  urban  renewal 
encouraged  by  the  federal  government,  emphasized  a  "bricks  and  mortar" 
approach — "renewal  on  the  grand  scale",  as  the  present  BRA  director  has 
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well  described  it.   This  approach  led  to  substantial  physical  development 

of  the  downtown  area  (e.g.,  Government  Center)  and  demolition  of  substan- 
dard structures — but  also  to  significant  relocation  and  disruption  in 
long-established  Boston  neighborhoods. 

The  "modern  era"  of  the  BRA 

With  the  departure  of  Logue  in  1967,  the  BRA  entered  a  new  era  char- 
acterized by  more  rapid  turnover  in  Authority  directors  and  major  changes 

'3 
in  policy  and  programs.   Planning  activities  expanded  from  specific  phys- 
ical renewal  projects  to  encompass  larger  geographic  areas  and  additional 
human  and  social  service  planning  considerations.   (Noteworthy  here  was 
the  establishment  in  1968  of  the  District  Planning  Program,  aimed  at 
planning  for  entire  neighborhoods.)  Programming  activities  shifted 
emphasis  from  commercial  development  to  low-income  housing,  exemplified 
by  the  late  1960's  "infill"  program,  designed  to  utilize  vacant  land  in 
providing  scattered-site  low-income  housing  with  a  minimum  of  disruption 
and  relocation.  Programming  shifts  also  included  greater  emphasis  on 
neighborhood  revitalization  and  provision  of  amenities  (e.g.,  parks  and 


2BRA  Annual  Report,  1974-1975. 
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In  an  interview  with  a  former  BRA  employee,  the  author  had  these 

changes  described  more  graphically  as  the  result  of  "a  bureaucracy  in 
search  of  a  mission". 


open  spaces),  historic  preservation  activities,  and  less  visible  but 
equally  important  public  improvements  such  as  sewer  separation  work  and 
pumping  stations. 

Changing  governmental  context 

The  federal  government  first  gave  notice  of  a  move  toward  a  more 
comprehensive  approach  to  urban  redevelopment — one  which  explicitly 
stressed  simultaneous  program  development  for  physical,  social,  and 
economic  aspects  of  community  development — with  the  inauguration  of  the 
Model  Cities  program  in  the  mid  1960's.  This  legislation  was  ultimately 
followed  by  the  Housing  and  Community  Development  Act  in  1974,  which 
replaced  or  consolidated  several  categorical  grant  programs  in  these  areas. 
This  act  represented  a  decisive  move  1)  toward  a  comprehensive,  block 
grant  approach  to  development  programming,  and  2)  toward  program  control 
by  general  purpose  local  governments,  particularly  by  mayors  and  other 
chief  executive  officers.  The  Commonwealth  acknowledged  this  changing 
federal  emphasis  with  passage  of  a  1976  statute  allowing  municipalities 
to  establish  line  departments  of  development  and  of  housing  services, 
providing  further  that  any  existing  redevelopment  authority  "shall"  be 
dissolved  if  the  legislation  is  utilized. 

As  state  and  federal  roles  were  changing,  so  was  the  role  of  general 
purpose  local  government.  Across  the  country  local  governments  became 
increasingly — and  often  directly — involved  in  development  activities 


4 
A  note  on  terminology:  Throughout  the  paper  the  term  "community 

development"  will  be  used  to  describe  the  collection  of  physical,  social, 

and  economic  development  activities  we  generally  think  of  as  being  involved 

in  efforts  of  cities  to  renew  and  revitalize  their  communities.   This  usage 

follows  the  federal  lead  and  seems  to  capture  the  more  comprehensive  view 

now  taken  of  development  activities. 


during  this  period.  Besides  the  expansion  and  revitalization  of  revenue 
bond  financing  economic  development  authorities,  a  variety  of  programs 
allowing  direct  or  indirect  subsidization  or  control  of  commercial, 
industrial,  and  housing  development  began.  The  City  of  Boston  appears  to 
have  taken  aggressive  steps  in  this  direction,  in  the  process  redefining 
its  responsibility  and  purpose  as  a  city  government,  as  evidenced  by  the 
following  development-related  agencies  created  in  this  period: 

-  Boston  Industrial  Development  Financing  Authority 

-  Economic  Development  and  Industrial  Corporation 

-  Mayor's  Office — Development  and  Industrial  Commission 

-  Mayor's  Office  of  Planning  and  Neighborhood  Services 

-  Mayor's  Office — Rent  Control  Administration 

-  Mayor's  Office  of  Community  Development 

Other  reorganization  proposals 

Interestingly  enough,  the  first  "modern  era"  reorganization  proposal 
seems  to  have  been  made  by  then  outgoing  BRA  Director  Hale  Champion  in  a 
little  known  final  report  to  the  Mayor  in  1969.   Champion  recommended  the 
reorganization  of  both  the  BRA  and  BHA  into  line  departments,  on  the  theory 
that  such  a  move  would  1)  increase  the  Mayor's  authority  over  these  func- 
tions, and  2)  give  managers  the  administrative  discretion  too  often  denied 
by  a  board  which  became . overly  involved  in  authority  administrative  details. 


Examples  of  such  programs  are  the  building  of  parking  facilities 
which  the  private  sector  cannot  finance,  subsidized  housing  rehabilitation 
loans,  or  "development  districts"  in  which  general  obligation  bonds  for 
site  assembly,  project  improvements,  and  so  on  are  guaranteed  by  tax 
increments  projected  to  accrue. 

"Report  to  Mayor",  Hale  Champion,  1969.   In  a  recent  conversation 
with  the  author,  Champion,  now  Financial  Vice  President  of  Harvard 
University,  indicated  he  sees  "no-  reason"  to  doubt  that  reorganization  is 
still  valid  and  necessary. 


Champion's  recommendation  was  followed  in  the  same  year  by  a  similar 
recommendation  of  the  Citizens  Housing  and  Planning  Association  (CHPA) . 
This  was  followed  by  the  detailed  reorganization  proposal  of  the  Home  Rule 

g 

Commission  in  1971,  which  endorsed  the  1969  CHPA  study  as  its  precursor. 
Finally,  a  jointly  commissionedi  CHPA-BRA  study  in  1972,  while  refraining 


from  specific  reorganization  recommendations,  said  of  the  1969  CHPA  pro- 

:ent 
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posal  that  "recent  events  appear  to  argue  for  the  implementation  of  this 


reorgamzatxon 


ALTERNATIVES 


A  large  number  of  alternatives  are  possible  if  one  wishes  to  exhaus- 
tively examine  such  questions  as  the  placement  of  the  planning  function, 
the  relation  of  economic  and  housing  development,  the  relation  of  housing 
development:  to  housing  redevelopment  (e.g.,  through  code  enforcement  pro- 
grams), and  so  on.  While  these  questions  must  be  implicitly  considered 
in  developing  a  general  recommendation,  they  should  not  distract  us  from 
the  basic  organizational  question  posed  by  the  BRA:  whether  BRA  functions 
should  be  handled  by  the  present  autonomous  authority  or  structurally 
integrated  with  other  development  functions  presently  carried  out  by  the 
City. 


"To  Rebuild  A  City",  Citizens  Housing  and  Planning  Association  of 
Metropolitan  Boston,  1969. 

Q 

"Final  Report  of  the  Home  Rule  Commission",  Albert  M.  Sacks,  Chair- 
man, 1971.   The  Home  Rule  Commission  spoke  of  the  need  for  the  coordina- 
tion of  planning  and  operations  activities,  and  proposed  a  four-part  reor- 
ganization (eliminating  the  BRA  and  BHA)  consisting  of  a  Planning  Office,  a 
Department  of  Development,  a  Department  of  Building  Regulation,  and  a  Depart- 
ment of  Housing  Services.   -(The  Department  of .Housing  Services  was  to  be 
overseen  by  a  Housing  Services  Commission  appointed  by  the  Mayor  with 
consent  of  the  City  Council.)   The  substantial  debt  of  the  author  to  the 
Home  Rule  Commission's  work  should  be  apparent  to  the  reader. 

9,,Urban  Renewal  and  Planning  in  Boston",  John  Stainton,  Study  Director, 
1972. 


These,  then,  are  the  two  alternatives  considered  here: 

1.  No  change;  BRA  continues  to  carry  out  its  present  functions. 

2.  The  functions  of  the  BRA  are  transferred  to  the  City,  and  the 
BRA  is  dissolved. 

DISCUSSION  OF  ALTERNATIVES 

The  reader  will  note  that  this  discussion  does  not  employ  the  fre- 
quently-used criterion  of  "effectiveness"  in  evaluating  alternatives.   This 
criterion,  in  my  opinion,  is  too  vague,  elusive,  and  subjective  to  be  use- 
ful in  this  sort  of  analysis.   Here  I  simply  assert  that  the  organizational 
alternative  which  best  satisfies  the  criteria  developed  below  will  also  be 
the  most  effective  in  carrying  out  Boston  development  programs  and  prior- 
ities— however  they  are  determined. 

We  now  turn  to  the  evaluation  of  alternatives  against  four  broad  cri- 
teria. 

1.  Consistency  with  roles  and  policies  of  the  federal  government,  the 
Commonwealth,  and  the  City  of  Boston. 

First,  with  regard  to  the  federal  government,  the  Housing  and 
Community  Development  Act  of  1974  indicates  the  federal  interest  in 
seeing  that  1)  local  general  purpose  governments  take  charge  of  de- 
velopment activity,  2)  local  governments  make  good  use  of  the  great- 
er program  flexibility  inherent  in  block  grant  funding,  and  3)  com- 
munity development  efforts  are  defined  and  undertaken  as  a  compre-  • 
hensive,  interrelated  set  of  physical,  social,  and  economic  develop- 
ment programs. 


This  is  the  principal  reason  behind  the  reorganization  endorsed  in 
the  1972  CHPA-BRA  joint  study. 
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Second,  with  regard  to  the  state  government,  the  Commonwealth 
has  followed  the  federal  lead  by  adopting  enabling  legislation  in 
1976  which  allows  municipalities  to  establish  municipal  development 
departments  and  abolish  redevelopment  authorities. 

Third,  with  regard  to  Boston,  we  must  consider  both  the  general 
structure  of  City  government  and  its  involvement  in  community  develop- 
ment activities.   In  terms  of  general  structure,  Boston  employs  a 
(remarkably)  strong  Mayor  form  of  government,  which  puts  a  premium 

on  decisive  action  and  direction  by  an  elcted  chief  executive  offi- 

12  13 
cer,  the  Mayor.   '  ~  This  form  of  government,  in  addition  to  pro- 
ducing efficient  administration  by  clearly  locating  administrative 
authority  in  a  single  executive,  is  also  intended  to  enhance  poli- 
tical accountability  by  joining  authority  and  responsibility  in  the 
Office  of  the  Mayor. 

In  terms  of  Boston's  involvement  in  development  activities, 
we  noted  in  the  background  section  that  the  City  has  moved  aggres- 
sively in  recent  years  to  redefine  its  role  from  "community  main- 
tainer"  to  "community  developer"  by  undertaking  several  develop- 
ment programs — in  addition  to  establishing  an  Office  of  Community 
Development  to  carry  out  its  new  legal  responsibilities  under  the 


The  drawbacks  of  this  particular  legislation  make  it  unacceptable. 
The  law  provides  that  the  local  governing  body  shall  appoint  the  director 
of  a  Department  of  Development  as  well  as  a  Housing  Services  Commission 
created  in  connection  with  a  Department  of  Housing  Services  (see  note  8 
above  for  the  apparent  genesis  of  this  legislation) .   This  is  an  excessive 
and  unwarrented  invasion  of  the  traditional  executive  power  of  appointment. 

12 

Some  consideration  of  the  "tired  argument"  of  corruption,  profes- 
sionalism, and  agencies  which  are  "beyond  politics"  is  given  in  Attachment  I. 

13 

This  is  one  of  the  two  reasons  for  Champion's  reorganization  endorse- 
ment . 


Housing  and  Community  Development  Act  'of  1974. 

The  transfer  alternative  is  preferable  to  the  no  change  alter- 
native on  all  grounds  raised  by  this  criterion: 

1.  The  transfer  alternative  increases  City  and  Mayoral  control 
of  development  activities. 

2.  The  transfer  alternative,  by  allowing  the  establishment  of 
a  more  effective  planning  function  under  the  Mayor,  permits 
and  indeed  encourages  a  comprehensive  effort  in  community 
development  planning  and  programming. 

3.  The  transfer  alternative  would  enhance  flexibility  in  the 
use  of  development  funds  for  several  reasons,  including 

a)  City  control  of  the  planning  function,  b)  elimination  of 
"organizational  bias"  in  the  fund  allocation  process,  and 
c)  increased  City  ability  to  directly  alter  organizational 
direction  and  purpose. 

4.  The  transfer  alternative  would  increase  political  account- 
ability by  clearly  joining  responsibility  and  authority. 
Who,  for  example,  is  now  responsible  for  housing  develop- 
ment in  Boston?  Most  Bostonians  would  undoubtedly  reply 
that  the  Mayor  is ,  yet  he  confronts  two  independent  poli- 
tical jurisdictions  (the  BRA.  and  BHA)  which  he  controls 

primarily  through  the  indirect  process  of  appointment  of 

14 

board  members.    The  Mayor  needs  the  authority  over  develop- 
ment functions  which  transfer  promises  to  match  the  respon- 


14 

While  there  are  additonal  Mayoral  controls  of  budget  allocation  of 

local  and  HCDA  dollars,  the  sum  of  his  powers  is  hardly  what  we  usually  con- 
sider full  executive  authority. 
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sibility  he  has  both  legally  (under  the  Housing  and 
Community  Development  Act)  and  politically. 
2.  Cost  and  efficiency. 

Questions  of  cost  savings  and  administrative  efficiency  are  im- 
portant in  any  sort  of  organizational  analysis,  but  are  particularly 
relevant  in  considering  complex  programs  such  as  community  develop- 
ment. Mismanagement  of  even  a  portion  of  such  programs  tends  to  "re- 
verberate" through  the  network  of  work  tasks,  causing  excessive  de- 
lays and  unnecessary  cost  throughout  the  system. 

With  regard  to  cost,  it  is  difficult  to  make  detailed  state- 
ments about  cost  implications  of  alternatives  in  the  absence  of  a 
specific  reorganization  plan.   One  suspects,  however,  that  major 
cost  savings  could  fairly  easily  be  achieved  by  the  transfer  alter- 
native.  Some  examples  of  possible  savings:  1)  the  salary  of  BRA 
board  members  plus  administrative  costs  of  supporting  board  oper- 
ations, 2)  reduction  in  total  planning  personnel  through  merger  of 
the  Office  of  Planning  and  Neighborhood  Services  and  the  BRA  planning 
staff,  3)  reduction  in  number  of  community  development  management 
personnel  in  the  Community  Development  Office  by  integrating  this  office 
into  general  City  functions,  and  4)  "spot"  reductions  in  personnel 
as  reorganization  reduces  the  paperwork  now  needed  for  interagency 
coordination.   Let  me  point  out  that  such  personnel  savings  could 
generally  be  acheived  at  whatever  rate  the  City  wishes — basically, 
either  through  attrition  or  through  termination.   Presumably,  a 
policy  of  savings  through  attrition  would  make  the  transfer  alter- 
native easier  to  implement. 
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With  regard  to  efficiency,   we  should  distinguish  between 

16 
internal  administration   and  external  coordination.   In  terms  of 

internal  administration,  it  is  useful  to  consider  the  kind  of  admini- 
strative direction  provided  in  different  organization  forms.   Hale 
Champion,  in  his  final  report  to  the  Mayor,  argued  strongly  from 
bitter  experience  that  the  involvement  of  the  BRA  board  in  administra- 
tive details  (e.g.,  personnel)  caused  substantial  delays  and  inefficiency. 
The  transfer  alternative,  with  direction  by  a  single  chief  executive, 
would  presumably  lessen  this  high  level  concern  with  minor  decisions 
and  produce  more  efficient  administration  by  delegating  decisions 
down  to  appropriate  levels. 

In  terms  of  external  coordination,,  efficiency  may  be  measured 
by  such  characteristics  as  1)  appropriateness  of  allocation  of  com- 
munity development  tasks  to  offices  and  departments,  2)  amount  of 
jurisdictional  red  tape  involved  in  coordination  of  decisions,  and 
3)  ease  of  resolving  interorganizational  disputes  (i.e.,  presence  of 
clear  authority  to  adjudicate  disputes  between  organizations) .   It 
is  evident  that  the  transfer  alternative  is  preferable  to  no  change 
on  all  of  these  counts. 
3.  Simplicity,  responsiveness,  and  accessibility. 

Simplicity  in  government  is  always  desirable,  for  both  theoreti- 
cal and  practical  reasons.   Theoretically  speaking,  our  form  of 


This  is  the  principal  reason  behind  the  1971  Home  Rule  Commission  pro- 
posal. 

This  is  the  other  reason  for  Champion's  1969  reorganization  endorse- 
ment. 

This  is  apparently  the  principal  reason  behind  the  reorganization 
proposal  in  the  1969  CHPA  study. 
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government  is  premised  on  the  belief  that  citizens  can  act  know- 
ledgably  about  their  government-   Obviously,  such  knowledge  is 
harder  to  acquire  when  citizens  confront  a  complicated  governmental 
structure  which  fragments  authority  and  responsibility  among  a  multi- 
tude of  departments  and  agencies. 

The  practical  importance  of  simplicity  is,  generally,  that  it 
makes  government  more  workable,  easier  to  administer.   This  concept 
of  workability  is  particularly  important  in  the  area  of  community 
development  activities,  which  demand  a  substantial  amount  of  coor- 
dination of  public  functions  and  contact  with  private  parties. 
Simplicity  here  is  valuable  for  the  following  specific  reasons: 

-Allows  citizens  and  community  groups  easier  access  to,  and 
thus  better  input  into,  the  development  planning  and  program- 
ming process. 

-Allows  better  understanding  of  the  system  by  local  public 
managers,  assuring  more  efficient  and  knowledgable  decision 
making  within  the  bureaucracy. 

-Allows  easier  cooperation  with  would-be  developers,  produc- 
ing less  confusion' for  them  about  who  to  contact  in  the  City, 
and  faster  action  on  development  packages. 

-Allows  better  contact  with  relevant  federal  and  state  agen- 
cies, assuring  swifter  response  to  various  grant  programs 
(upgrading  the  revered  art  of  "grantsmanship") . 

Besides  access  due  to  greater  knowledge,  caused  by  simplicity, 
what  other  aspects  of  accessibility  and  responsiveness  should  con- 
cern us  in  considering  reorganization?  Here  we  must  focus  not  on 

m 

the  affected  personnel  (which  reorganization  alters  only  slightly) , 
but  rather  on  the  accountability  of  the  superiors  of  those  personnel. 
In  other  words,  what  kind  of  "access  structure"  to  superior  authority 
do  the  alternatives  promise?   In  the  case  of  the  present  BRA,  citi- 
zens face  a  board  accountable  primarily  to  the  Mayor — a  board  behind 
which  the  Mayor  may  hide  if  he  chooses.   In  the  case  of  the  transfer 
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alternative,  citizens  approach  the  Mayor  directly,  and  may  hold 
him  fully  accountable  for  the  actions  of  personnel  involved  in 
development  activities.   In  addition,  under  the  transfer  alter- 
native, citizens  will  find  a  City  Council  whose  members  have  more 

leverage  on  development  activities  than  under  the  present  organi- 

-•   18 
zation. 

The  transfer  alternative  is  to  be  preferred  here  because  of  its 
greater  simplicity  and  its  promise  of  increased  responsiveness  and 
accessibility. 
4.  Consistency  with  the  nature  of  the  community  development  process. 

Any  organizational  structure  must  take  into  account  the  nature 
of  the  service (s)  to  be  delivered.  This  is  particularly  true  in  the 
case  of  development  activities,  where  the  use  of  convenient  and 
familiar  "buzzwords"  such  as  urban  renewal,  community  development, 
and  so  on  often  hides  more  than  it  reveals.   What  kind  of  an  animal 
is  "community  development"? 

We  may  briefly  say  that  community  development — the  way  a  com- 
munity develops — is  the  sum  of  many  thousands  of  decisions  made  by 
public  and  private  institutions,  households,  and  individuals  for  a 
wide  variety  of  reasons.  T   stress  this  "process  definition"  to 
emphasize  the  truly  comprehensive  nature  of  the  concept  of  community 
development,  a  concept  which  at  once  embraces  the  decision  of  a 
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An  important — and  perhaps  critical — area  of  leverage  for  the  City 

Council  under  the  transfer  alternative  is  the  creation  of  appropriate  due 
process  safeguards  for  citizens.   The  high  impact  of  most  development  acti- 
vities (e.g.,  demolition  and  clearance,  relocation)  and  the  potential  power 
of  a  Department  of  Development  argue  strongly  for  stringent  adherence  to 
due  process  safeguards. 
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family  to  move  in  search  of  good  schools  or  an  indiviual  to  choose  a 
residence  in  search  of  personal  safety,  as  well  as  the  decision  of  a 
large  firm  to  develop  an  office  building  in  a  central  business  dis- 
trict.  Public  intervention  in  the  total  community  development  pro- 
cess, which  is  the  limited  definition  we  normally  employ,  should 
take  its  "organizational  cue"  from  the  incredible  complexity  of  this 
underlying,  ongoing  social  and  economic  process.   In  terms  of  this 
paper,  our  criterion  thus  becomes  the  degree  to  which  an  organizational 
form  fosters  both  integrated,  comprehensive  planning  and  coordination  of 
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complex  intervention  activities.   The  transfer  alternative  is  preferable 
to  the  no  change  alternative  on  both  counts. 

In  summary,  the  transfer  alternative  is  preferable  to  the  alter- 
native of  no  change  in  terms  of  all  criteria.   The  case  for  change 
is  overwhelming. 
RECOMMENDATIONS 

A  specific  reorganization  plan  to  implement  the  transfer  alternative  is 
recommended  below.   However,  I  want  to  emphasize  on  the  outset  that  this  pro- 
posal is  offered  solely  for  illustrative  purposes.   Policy  agreement  on  the  trans- 
fer alternative  permits  a  wide  variety  of  specific  reorganization  plans,  and 
acceptance  of  any  specific  plan  in  turn  depends  on  the  involvement  and  input 
of  the  Mayor,  members  of  the  City  Council,  and  senior  staff  of  the  affected 
agencies  and  departments.   The  purpose  of  this  specific  proposal,  then,  is 
to  motivate  discussion — and  not  to  promote  a  particular  position. 
In  summary  form,  the  reorganization  plan  calls  for: 

1.  An  enhanced  planning  function  in  the  Mayor's  Office 

2.  A  new  Department  of  Development 

3.  A  new  Department  of  Housing  Services 

These  new  entities  would  be  composed  of  various  functions  for   the  following 
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departments,  offices,  and  agencies,  which  would  be  abolished: 

1.  Boston  Redevelopment  Authority 

2.  Boston  Housing  Authority 

3.  Office  of  Community  Development 

4.  Office  of  Planning  and  Neighborhood  Services 

5.  Housing  Inspection  Department 

6.  Building  Department 

The  specific  reorganization  plan  is  as  follows: 

19 

1.  The  BRA  and  BHA   are  dissolved.  Generally,  their  functions  are 

assigned  respectively  to  a  new  Department  of  Development  and 
Department  of  Housing  Services.   These  departments  are  developed 
in  greater  detail  as  we  move  through  the  specifics  of  the  plan. 

2.  The  BRA  comprehensive  planning  function  is  moved  to  the  Mayor's 
Office,  and  integrated  with  the  Office  of  Planning  and  Neighbor- 
hood Services .   This  move  produces  a  strong  executive  planning 
function — generally  regarded  in  modern  managerial  literature  as 
an  indispensable  element  in  an  effective  strong  Mayor  government 
such  as  Boston's.   Such  a  move  is  called  for  by  the  very  nature  of 
the  community  development  process,  discussed  above,  and  in  addi- 
tion promises  stronger  ties  between  1)  City  planning  and  budgeting 

'  activities  and  between  2)  planning  activities  and  the  work  of  the 
Office  of  Public  Service  and  its  Little  City  Halls. 

3.  The  Office  of  Community  Development  is  dissolved.  Community  develop- 
ment activities  should  be  as  fully  integrated  with  City  operations 
as  possible,  as  our  analysis  has  shown.   In  terms  of  this  office, 
persons  involved  in  direct  grant  preparation  or  management  activi- 
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The  reason  behind  the  BHA  dissolution  recommendation  is  generally  the 

same  as  that  for  the  BRA. 
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ties  should  be  transferred  to  the  City's  budget  office,  while  any 
personnel  who  might  be  considered  as  planners  should  be  transferred 
to  the  new  executive  planning  function. 

4.  The  reporting  relationship  of  the  Zoning  CQTmrrission  is  changed 
from  the  Building  Department  to  the  new  planning  function. 
Planning  and  zoning  functions  are  usually  organized  together  for 
the  simple  reason  that  zoning  is  implicitly  a  planning  activity. 

I  note  in  passing  that  the  BRA  is  presently  organized  with  a  direc- 
tor of  development  planning  and  zoning. 

5.  A  reporting  relationship  of  the  Conservation  Commission  to  the  new 
planning  function  is  established.  This  is  appropriate  in  light  of 
the  Commission's  duties  of  reviewing  environmental  impact  assess- 
ments and  statements  as  well  as  a  large  class  Of  proposed  capital 
improvement  projects. 

6.  The  Housing  Inspection  Department  and  Building  Department  are 
merged  to  form  a  division  of  building  regulation  and  code  enforce- 
ment in  the  Department  of  Development.  Both  functions  are  concerned 
with  ensuring  the  quality  and  liveability  of  buildings ,  and  logic- 
ally belong  together.   Economies  in  information  and  record  keeping 
would  be  possible.   This  division  should  handle  demolition  and 
clearance  activities.   Finally,  the  division  should  staff  the  Board 
of  Appeals  and  the  Beacon  Hill  and  Back  Bay  Architectural  Commis- 
sions. 

a.  A  further  step  which  seems  desirable  is  the  inclusion  of  health 
and  sanitation  inspection  in  this  division.   This  Health  and 
Hospitals  Department  function  is.  very  similar  in  intent  and 
often  in  substance  to  housing  code  enforcement — the  only  dif- 
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ference  being  that  often  one  occurs  inside  a  residence  while 
the  other  is  occurring  in  the  vacant  lot  next  door — producing 
very  inefficient  inspection  and  enforcement  procedures. 

7.  A  staff  unit  of  personnel  critical  in  formulating  and  evaluating 
development  proposals  is  established  in  the  Department  of  Develop- 
ment.  This  team  would  possess  capability  in  "early  stage"  devel- 
opment activities  such  as  project  planning,  design,  engineering, 
and  economic  feasibility  work,  and  would  provide  an  intial  contact 
point  for  potential  developers.   The  objective  here  is  to  create  a 
flexible  group  of.  development  professionals  who  can  move  in  and 

out  of  projects  quickly  to  cut  red  tape,  take  care  of  technical 
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problems,  and  generally  expedite  the  development  process. 

8.  A  Department  of  Housing  Services  is  established.  Much  as  recom- 
mended by  the  Home  Rule  Commission  in  1971,  this  department  would 
manage  publicly-owned  housing,  provide  support  services,  and  han- 
dle family  relocation.   Putting  family  relocation  services  here 
rather  in  the  Department  of  Development  would  provide  a  "counter- 
vailing force"  to  possible  overzealousness  by  personnel  in  devel- 
opment activities.   The  general  basis  for  the  department  is  the 
separation  of  largely  ongoing  maintainance  activities  from  the 
development  activities  of  the  Department  of  Development. 

9.  A  Department  of  Development  is  established.   The  department  assumes 
the  development  functions  of  the  BRA  and  BHA,  and  is  responsible 
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The  classic  example  of  this  strategy  is  the  cadre  of  professionals 

which  the  almost  legendary  Robert  Moses  assembled  and  used  so  effectively 

in  expediting  his  development  work. 
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for  housing  and  economic  development  as  well  as  building  regula- 
tion and  code  enforcement.   The  urban  homestead  program  now  loca- 
ted in  the  Public  Facilities  Department  should  be  moved  to  this 
department  as  a  housing  development  program.   The  general  basis 

for  the  department  is  the  centralization  and  integration  of  acti- 

21 
•  vities  directly  related  to  housing  and  economic  development. 

This  proposal  is  depicted  graphically  on  the  following  page. 
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Some  might  raise  the  specter  of  the  too-powerful  "superagency".   I 

believe  that  appropriate  due  process  safeguards  minimize  such  a  problem.   See 

note  18  above. 
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IMPLEMENTATION  • 
Implementation  questions 

Many  of  the  technical  problems  which  often  beset  this  type  of  reorgan- 

22 
ization  effort  are  happily  not  too  significant.    As  noted  above,  reorgani- 
zation does  not  affect  BRA  bonds,  which  are  issued  by  the  City  and  backed  by  the 
City's  full  faith  and  credit.   Personnel  matters  also  seem  no  great  obstacle, 
since  1)  BRA  and  City  employees  are  on  the  same  pension  program,  and  2)  it  is 
apparently  possible  to  effect  the  reorganization  without  altering  greatly  the 

Authority's  present  personnel  system.   Finally,  the  legal  route  to  be  taken 

23 

is  the  relatively  simple,  if  lengthy,  one  of  the  home  rule  petition. 

The  chief  question  in  implementation  appears  to  be  a  political  one  of 
the  support,  stakes,  and  stands  of  affected  groups  and  individuals.   To  put 
it  straightforwardly,  who  gets  what  out  of  reorganization?  No  method  of 
organization  is  politically  "neutral",  after  all,  and  the  political  impact 
of  reorganization  must  be  considered: 

-The  Mayor  and  City  Council  get  better  control  of  critical  development 
functions  and  a  more  comprehensive  community . development  effort. 

-BRA  senior  management  staff  get  the  administrative  prerogatives  they 
need  to  run  an  efficient  operation. 

-Boston  citizens  get  more  accountability  and  accessibility  in  public 
functions  which  deeply  influence  their  lives  and  their  city. 

-Business  firms  and  developers  get  something  more  closely  approaching 
"one  stop  shopping",  and  should  be  able  to  put  together  high  quality 
development  "packages"  more  expeditiously. 

-Federal  and  state  urban  development  agencies  will  have  an  easier  time 
identifying  and  contacting   key  local  development  personnel,  and  en- 
hanced planning  and  programming  capability  should  make  swift  response 
to  federal  grants  and  urban  legislation  possible. 
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It  is  important  to  note  that  this  section  deals  only  with  problems  of 

^  reorganization  of  the  BRA,  and  does  not  consider  problems  which  might  arise 
in  connection  with  changes  in  other  departments  or  agencies.   This  omission  is 
purposive,  since  the  specific  reorganization  plan  is  offered  only  for  the  pur- 
pose of  motivating  discussion. 

23 

This  is  the  informal  verdict  of  one  of  the  City's  attornies,  who  kindly 

looked  into  this  matter  at  ray  request. 
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-Local  public  managers  get  a  bureaucracy  which  is  simpler,  more 
coherent,  and  easier  to  administer. 

-Board  members  will  lose  their  positions,  and  their  constituencies  will 
lose  direct  input  into  the  development  process.   However,  it  should 
be  kept  in.  mind  that  these  constituencies — powerful  enough  to  secure 
representation  on  the  board  in  the  first  place — will  undoubtedly  be 
able  to  make  their  ideas  and  feelings  about  development  activities  heard 
clearly  in  City  Hall. 


Action  steps 


1.  Secure  policy  concurrence  in  basic  "transfer  alternative"  by  the 
Mayor  and  City  Council. 

2.  Shape  a  specific  and  detailed  reorganization  plan,  by  either 

a)  requesting  the  Mayor  to  develop  and  submit  such  a  plan,  or 

b)  using  an  appropriate  Council  committee  as  a  forum  in  which  to 
develop  the  plan  (with  executive  input) . 

3.  Draft  the  home  rule  petition. 

4.  Request  the.  Mayor  to-  appoint  an  ad  hoc  interagency  staff  task 
force  to  develop  transition  steps  as  the  petition  is  progressing. 
This  task  force  could  serve  as  a  coordinating  body  overseeing 
implementation  of  the  actual  reorganization  once  the  petition  is 
accepted  by  the  Legislature. 
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ATTACHMENT  I:   HISTORICAL  JUSTIFICATION  OF  AUTHORITIES 

The  term  "authorities"  is  a  broad  one,  encompassing  an  array  of  organ- 
izations of  varying  autonomy,  jurisdiction,  purpose,  financing  provisions, 

size,  personnel  systems,  and  so  on.   Nonetheless,  authorities  generally  were 

24 
formed  in  response  to  three  perceived  problems  or  public  tasks: 

1.  The  delivery  of  a  single  function  on  a  large  scale  (often  multi- 
jurisdictional)  on  a  long  term  basis. 

2.  The  need  for  administrative  or  financing  flexibility  in  the 
delivery  of  a  complex,  "non-traditional"  service. 

3.  The  need  for  a  highly  professional,  "non-political"  organization. 
Each  of  these  justifications  is  described  and  then  applied  to  the  Boston 

Redevelopment  Authority  to  determine  how  powerful  and  relevant  these  histori- 
cal reasons  are  at  present. 

The  delivery  of  a  single  function  on  a  large  scale  (of  ten  multitrjurisdictional) 
on  a  long  ferm  basis 

Transportation,  airport,  and  solid  waste  disposal  authorities  are  exam- 
ples of  this  type  of  authority,  created  to  allow  efficient  administration  of 
highly  repetitive  tasks  which  were  apparently  perceived  to  be  neither  politi- 
cally "sensitive"  nor  closely  related  to  other  local  public  functions. 

This  reason  is  not  particularly  applicable  to  the  BRA.   Community  devel- 
opment is  not  a  single  function  in  the  sense  that  a  subway  system  is,  nor 
does  the  BRA's  operation  extend  beyond  the  city  limits.   It  should  also  be 
pointed  out  that  the  scale  of  BRA  operations  is  substantially  less 
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A  useful  discussion  of  the  background  of.  authorities  may  be  found  in 

"The  Boston  Redevelopment  Authority:  A  Quasi  Public  Authority",  Morton  H. 

Aronson,  43  B.  U.  L.  Rev.  466  (1963).   Aronson,  writing  in  1963,  does  not 

reach  the  same  conclusion  concerning  reorganization  as  the  author. 
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than  some- other  municipal  operations  in  terms  of  organization  size,  and  that 
operations  such  as  the  Public  Facilities  Department  are  equally  long  term. 
The  need  for  administrative  or  financing  flexibility  in  the  delivery  of  a 
complex,  "non-traditional"  service  » 

Urban  redevelopment  and  economic  development  authorities  are  examples 
of  this  type  of  authority,  created  to  handle  the  management  complexities  in- 
volved in  local  government's  first  significant  ventures  into  traditionally 
private  sector  activities.   The  project-by-project  (rather  than  functional) 
orientation  of  these  activities ,  as  well  as  the  need  for  new  financing  in- 
struments such  as  revenue  bonding,  necessitated  independent  organizations  with 
financial  autonomy  and  flexibility  as  well  as  non-civil-service  personnel 
systems. 

This  reason  is  no  longer  powerful  when  applied  to  the  BRA.   First, 
with  regard  to  the  assumption  that  the  service  is  "non-traditional"  and 
too  complex  for  local  government  to  manage  directly,  we  note  that  Boston  city 
government  has  acquired  much  experience  in  recent  years  in  non-traditional 
activities  involving  the  private  sector,  fully  demonstrating  its  willingness 
and  intent  to  expand  the  city  role  from  one  of  "community  maintainer"  to 
"community  developer".   Accompanying  this  expansion  of  activities  has  been  a 
corresponding  expansion  in  management  capability  and  experience  in  this  area. 
In  addition,  this  pro-authority  argument  of  complex  tasks  has  now  actually 
been  reversed:  given  the  number  of  offices,  departments,  and  agencies  which 
must  be  orchestrated  in  the  community  development  effort,  it  makes  little 
sense  to  have  independent,  authorities — since  they  make  that  orchestration  all 
the  more  difficult. 

Second,  with  regard  to  administrative  flexibility  (a  euphemism  for 
escaping  the  toils  of  the  civil  service  system)  ,  there  is  no  question  that 
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a  non-civil-service  personnel  system  is  desirable,  allowing  the  hiring  of 
specialized  professionals  as  well  as  rapid  staffing  changes  in  response  to 
funding  level  changes.  However,  there  seems  no  good  reason  that  this  advan- 
tage could  not  be  carried  over  into  a  City  organization.   Indeed,  this  is 
the  course  of  action  recommended  by  the  Home  Rule  Commission  in  its  reorgani- 
zation proposal.   In  addition,  we  should  note  that  changing  times  have  elimin- 
ated much  of  the  administrative  flexibility  that  an  independent  authority — 
which  once  had  the  development  "field"  for  itself — may  have  had.   The  BRA  is 
now  only  one  of  several  different  departments  and  agencies  engaged  in  com- 
munity development  activities ,  and  its  organizational  independence  may  now 
actually  reduce  its  administrative  flexibility  and  ability  to  act  quickly  and 
decisiviely. 

Third,  with  regard  to  financing  flexibility,  the  BRA  does  not  employ 
any  special  financing  of  a  kind  envisioned  under  this  reason.   It  does  not 
issue  revenue  bonds,  nor  does  it  issue  its  own  general  obligation  bonds. 
Rather,  the  City  issues  its  own  general  obligation  bonds  and  appropriates 
the  proceeds  to  the  BRA. 
The  need  for  a  highly  professional,  "non-political"  organization 

While  not  strictly  a  problem  to  be  solved  by  authorities,  this  argument 
of  corruption,  professionalism,  and  the  visionary  agency  "beyond  politics"  is 
often  advanced  in  defense  of  authorities.   The  basic  point  is  that  no  agency 
is  beyond  politics.   The  real  question  is  what  kind  of  politics  different 
organizational  forms  can  be  expected  to  generate.   (Certainly  the  BRA  pro- 
vides some  interesting  examples  in  support  of  the  claim  that  no  agency  is 
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25 
beyond  either  the  reach  or  the  practice  of  politics.   )   To  dream  of  the 

apolitical  agency  is  unrealistic,  if  not  anti-democratic. 

What  type  of  politics  do  authorities  generate?  Largely  insulated 
from  the  electorate,  authorities  tend  to  generate  the  politics  of  the  few 
special  interests  which  they  serve  or  which  are  represented  on  the  authority 
board.   In  the  case  of 'redevelopment  authorities — so  well  indicated  in  the 
early  days  of  the  BRA — this  is  most  often  developers  and  large  business  con- 
cerns.  Other  interests  include  local  financial  institutions  and  community 
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groups  in  target  areas  (to  the  exclusion  of  other  neighborhoods) .  '   One  sus- 
pects that  city  government  politics  of  general  interests — or  at  least  a  politics 

open  more  equally  to  all  special  interests — is  to  be  preferred  to  authority 
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politics  tilting  toward  a  few  special  interests.  .        --—  -  - 

In  summary,  arguments  historically  advanced  on  behalf  of  special  author- 
ities are  neither  applicable  nor  relevant  in  "making  a  case"  for  the  BRA.  form 
of  organization  today.   Indeed,  arguments  ot  administrative  flexibility  and 
coordination  of  complex  management  operations  actually  argue  for  the  transfer 
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In  terms  of  the  practice  of  politics,  we  need  only  consider  the  well- 
known  fact  of  BRA  staff  involvement  in  Edward  Logue's  unsuccessful  1957  cam- 
paign for  Mayor.   In  terms  of  the  reach  of  politics,  we  may  consider  Mayor 
White's  apparent  refusal  to  make  BRA  appointments  when  the  terms  of  board  mem- 
bers have  expired,  thus  simultaneously  circumventing  City  Council  confirmation 
rights  and  making  existing  board  members  dependent  on  his  will  alone  for  con- 
tinued servi'ce  in  office  (since  they  now  serve  only  until  a  successor  is  ap- 
pointed) .   Whatever  one  may  think  of  this  move  by  the  Mayor — and  the  author 
finds  it  a  bit  shabby — it  is  important  to  understand  that  this  is  one  of  the 
very  few  ways  in  which  the  Mayor  can  act  to  get  effective  control  of  BRA 
activities  that  he  is  both  politically  and  legally  responsible  for. 
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Apparently  mitigating  this  problem  in  recent  years  has  been  the 

extremely  aggressive  leadership  of  Mayor  White.   Also  perhaps  a  factor  is  the 

"bureaucracy  in  search  of  a  mission"  alluded  to  in  note  3  above. 
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Of  interest  here  is  a  quote  from  Lewis  H.  Weinstein,  "Urban  Renewal 

in  Massachusetts",  47  Mass.  L.  Q.  5  (1962).   He  notes  that  the  courts,  in 
upholding  authorities'  powers,  "...emphasized  that  benefit  to  all  the  peo- 
ple, and  not  to  just  a  few,  constituted  a  public  purpose".   Why  not  organ- 
ize to  achieve  "public  purposes"  to  the  greatest  extent  possible? 
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alternative  already  identified  as  preferable  on  other  grounds.   It  is  diffi- 
cult to  escape  the  conclusion  that — in  a  very  literal  sense — history  has 
passed  the  BRA  by. 
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ATTACHMENT  II:   FURTHER  REORGANIZATION  POSSIBILITIES 

If  the  City  does  proceed  along  the  general  lines  suggested  in  this  pa- 
per, further  reorganization  ideas  might  be  considered.   These  are  described 
briefly  in  this  attachment. 
Real  Property  Department;  Public  Facilities  Department 

These  two  departments  apparently  carry. out  their  functions  in  an  effi- 
cient and  effective  enough  manner  to  force  special  caution  on  would-be  reor- 
ganizes.  However,  it  appears  that  each  department  contains  functions  which 
are  themselves  not  highly  related.   A  modest,  step-by-step  reallocation  of 
these  functions  would  lead  to  more  efficient  and  effective  administration: 

1.  The  Public'  Facilities  Commission  should  be  dissolved.   Executive 
departments  should  be  headed  by  executives,  not  committees. 

2.  The  Public  Facilities  budget  personnel  should  be  moved  to  the  City's 
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budget  operation  to  integrate  capital   and  operations  budgeting. 

3.  The  Public  Facilities  planning  personnel  should  be  moved  to  the 
new  Mayoral  comprehensive  planning  function  to  integrate  all  such 
planning  personnel. 

4.  The  real  estate  activities  of  both  departments  should  be  moved  to 
the  new  Department  of  Development.   Integration  of  these  activities 
here  will  allow  faster  development  of  property  not  needed  by  other 
City  departments. 

5.  The  Real  Property  task  of  developing  and  managing  public  off-street 
parking  facilities  should  be  moved  to  the  Development  Department , 


28 

Such  a  move  would  also  1)  eliminate  the  administrative  process  and 

paperwork  of  capital  improvement  review  by  the  BRA  and  2)  permit  "smoothing 

out"  of  the  total  public  and  private  construction  cycle  by  better  scheduling 

of  public  capital  expenditures. 
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since  development  packaging  sometimes  includes  the  provision  of 
such  facilities  as  a  subsidy  to  developers. 
6.   Establish  a  new  property  management  function,  which  would  include 
the  building  management  activities  of  the  Real  Property  Department 
and  the  building  design  activities  of  the  Public  Facilities  Depart- 
ment.  Both  are  "internal"  support  activities,  and  they  would  bene- 
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fit  from  some  "shoulder  rubbing"   .   This  function  could  assist 


departments  in  letting  and  overseeing  building  construction  con- 
tracts. 
Auditorium  Commission,  Government  Center  Commission 


These  two  property  managing  agencies  should  report  to  the  Mayor  through 
the  director  of  the  property  management  function  just  mentioned,  if  this  func- 
tion is  created. 
Rent  Control  Administration 

Rent  control  is  a  (powerful)  form  of  building  regulation,  and  should  be 
grouped  with  building  and  housing  code  functions  in  the  Department  of  Develop- 
ment.  This  is  particularly  appropriate  in  light  of  housing  code  enforcement 
programs.   Significant  economies  in  information  and  record  keeping  would  be 
possible. 
Commercial  and  industrial  development  agencies 

The  reader  will  note  that  nothing  has  been  said  about  Boston's  economic 
development  agencies:   the  Development  and  Industrial  Corporation,  the' Economic 
and  Industrial  Corporation,  and  the  Boston  Industrial  Financing  Authbrity. 
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This  "shoulder  rubbing"  relationship  of  building  design  and  building 

management  and  maintainance  might  be  compared  with  the  interesting  military 
practice  regarding  parachute  folding.   Every  so  often,  apparently,  a  para- 
chute is  picked  randomly,  and  the  person  who  folded  it  then  has  to  use  that 
parachute  in  an  actual  jump.   The  idea  of  useful  incentives  should  be  apparent 
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Ideally,  these  agencies  and  their  functions  should  be  integrated  into  the  City 
structure.   However,  there  is  a  reorganization  problem  here  not  found  in  the 

case  of  such  agencies  as  the  BRA  or  BHA. 

» 
This  is  the  problem  of  credibility  of  revenue  bonds.   For  better  or  for 

worse,  the  approval  of  a  revenue  bond  offering  by  a  citizen  board  with  acknow- 
ledged expertise  in  financial  matters  is  often  of  great  practical  importance 
in  determining  the  marketability  of  such  bonds.   Unless  some  provision  could 
be  made  in  reorganization  to  ensure  the  marketability  of  revenue  bonds,  reor- 
ganization costs  could  well  exceed  benefits. 

If  the  City  were  to  consider  this  step,  it  should  eliminate  administra- 
tive boards  in  the  process,  but  might  wish  to  establish  an  advisory  committee 
on  capital ' financing  to  review  both  revenue  bond  offerings  as  well  as  City 

general  obligation  bond  issues.   Such  a  committee  might  well  be  of  use  to  the 
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City  in  developing  a  better  borrowing  program  overall-. 
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The.- concept  of  this  committee  was  suggested  to  the  author  by  Hale 


Champion. 
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